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The National Oceanic and Atmospheric Administration (NOAA)
proposes the designation of the waters at Gray's Reef, a
submerged live bottom area on the South Atlantic Continental
Shelf Tocated 34.2 km (175.5 nmi) due east of Sapelo Island,
Georgia, as a marine sanctuary. The proposed sanctuary
consists of a 57 square kilometer (16.68 square nautical
mile) high sea area. _

The designation of a marine sanctuary would provide a program
of integrated management including research, assessment,
monitoring, education, long-term planning, coordxnat1on and
regulation. The proposed regulations would apply only
within the sanctuary boundaries. Recreational activities
such as boating, diving, boat fishing, spearfishing and
anchoring would be allowed within the sanctuary. Certain
other activities such as seabed alteration and construction;
bottom trawling and specimen dredging; wire trap fishing;
marine specimen collecting; and tampering with or removal :
of submerged historic and cultural resources would be
allowed under NOAA permit for scientific and educational
purpases. The proposed regulations would prohibit all
discharges except fish parts or wastes, bait, and chumming
materials, vessel cooling waters, and effluents from marine
sanitation devices. NOAA would monitor all activities in
the sanctuary and would propose more or less strigent
regulations at a future time if warranted. All regqulations
must be applied consistently with recognized prinicples of
the international law. Alternatives to the proposed action
include the no action or status quo alternative, modification
of the sanctuary boundaries, and more and less stringent
regulations.
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I. INTRODUCTION AND SUMMARY

A. BACKGROUND

Title [Il of the Marine Protection, Research and Sanctuaries Act
of 1972 (16 U.S.C. 1431-1434) authorizes the Secretary of Commerce, with
Presidential approval, to designate ocean waters as marine sanctuaries to
preserve or restore their conservation, recreational, ecological or
aesthetic values. Title III is administered through the Office of Coastal
Zone Management of the National Oceanic and Atmospheric Administration
(NOAA). The Marine Sanctuary Program provides a unique management structure
for special marine areas which integrates research, assessment, education,
long-term planning, coordinatfon, and regulation.

In June 1978, the Coastal Resources Division of the Georgia
Department of Natural Resources (DNR) nominated Gray's Reef, a nearshore
live bottom reef on the South Atlantic Continental Shelf off Georgia, for
consideration as a marine sanctuary for its habitat preservation, recreation,
aesthetic and research values (Georgia DNR, 1978). NOAA preliminarily
reviewed the nomination and determined, based on its distinctive marine
resources and potential sensitivity to environmental perturbation, that
Gray's Reef met the criteria outlined in NOAA regulations as required for :

placement on the sanctuary program's List of Recommended Areas (LRA).

In July 1979, NOAA distributed the Gray's Reef Nomination for
review and comment among Federal and State authorities, regional fishery
management councils, environmental and special interest groups and inter-
ested individuals. Most responses to the nomination were favorable. Many
provided technical information concerning resources of the area and 1ssues
which should be addressed in the proposed action; others recommended various

.management approaches. A few responses expressed concern that the nomination

failed to demonstrate a need for the proposed action, or suggested that
existing authorities might adequately protect the area, but did not oppose

a possible sanctuary.

NOAA gave full consideration to all information obtained through
consultation and visits to the proposed site. Based on this information
and on criteria stated in the NOAA regulations, NOAA selected Gray's Reef
from the LRA as an Active Candidate for sanctuary designation and announced
in the Federal Register (44 Fed. Reg. 58938 10/12/79) its intent to prepare
an Issue Paper and to schedule public workshops in areas affected by the

proposed designation.

NOAA received technical input from Georgia DNR and others familiar
with the Gray's Reef area during preparation of the Issue Paper. The
Paper was widely circulated in late October 1979 for public review and
comment. [t described the resources, major issues and a range of boundary,
regulatory and management alternatives related to the proposed action. NOAA
held public workshops in Brunswick and Savannah, Georgfa, on November 19 and
20, 1979, respectively. Written coments on the Issue Paper and public
participation at the workshops were requested and received.



Overall, the Gray's Reef Marine Sanctuary proposal received
considerable support, both via written comments and at the public workshops.
Proponents have cited, as beneficial impacts, the coordination of uses and
promot ion of conservation of live bottom resources and habitats, development
of research, education programs, and appropriate regulations. Scientists
and resource managers, for example, emphasized the need to expand the current
understanding of the nature and role of live bottom ecosystems, especially
in 1ight of impending energy development in_the South Atlantic and the apparent
importance of live bottoms to marine fishery resources. Currently, it is
impossible to predict adequately the potential consequences of natural or
man-induted environmental change in live bottom ecosystems. Preliminary
scientific evidence indicates that 1ive bottom areas such as Gray's Reef
support rich and diverse but ecologically vulnerable marine populations.
Similarly, a number of educators emphasized the value of Gray's Reef as a
"1iving laboratory," and the sanctuary as a vehicle to promote academic and
public awareness and understanding of regionally significant live bottom
ecosystems. Finally, several commentors stressed the significance of a
comprehensive management framework for multiple-use marine resource areas.

Local fishermen and divers took issue with the possible regulation
of spearfishing, arguing that it does not threaten Gray's Reef. They
explained that SCUBA diving at the reef is limited by environmental conditions
(e.g., sea conditions, depth, ahd visibility) and that divers observe self- :
imposed spearfishing policies (e.g., target species type, size and numbers -:
speared). In combination, these limitations prescribe a low intensity,
non-impacting sport. It was further stated that hook and 1ine fishing is
often more consumptive than spearfishing in terms of catch per unit effort.
Divers expressed an interest in assisting NOAA in the formulation of management
and regulatory policies for Gray's Reef, input which NOAA welcomed and has
since pursued. Since the workshops, it has become increasingly apparent
that spearfishing is not a current issue.

‘ A few commentors, while not opposing the proposed action, questioned
the purpose and need for a marine sanctuary at Gray's Reef. Some felt that
the objectives might be pursued through existing regulatory authority, such
as through the Regional Fishery Management Councils. Others expressed the
reservation that, as a marine sanctuary, Gray's Reef would be subject to
increased visibility and perhaps increased human usage, which could detract
from existing ecological, recreational and aesthetic values. Another contended
that a marine sanctuary would impede commercial fisheries potential..

NOAA carefully evaluated all comments, issues and available infor-
mation concerning the Gray's Reef proposal and announced the intent to conduct
a Scoping Meeting at the Federal level, and to prepare a Draft Environmental
Im$8cg ?tatement (DEIS) which appeared in the Federal Register (45 FR 2078,
1/10/80).

The DEIS was widely circulated for public review in May 1980. To
notify persons not currently on the program mailing 1ist, an announcement of
its availability appeared in the Federal Register (45 FR 39507, 6/11/80),
and 1n several Georgia newspapers. Copies of the statement were also avail-
able locally for public review at the Georgia Department of Natural Resources
(DNR), Coastal Resources Division, Brunswick, Georgia, and in regional public
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1ibraries around the state. Additionally, a summary of the DEIS was prepared
by the Georgia DNR and distributed among fishermen, divers, and other user
groups in coastal Georgia. The closing date for comments on the DEIS was
August 5, 1980. _

NOAA held public hearings on the proposal on July 7 and 8, 1980,
in Brunswick and Savannah, respectively. Announcements of the hearings
appeared in the Federal Register (45 FR 41407, 6/17/80), and in several
Georgia newspapers. The hearings provided local citizens with the opportu-
nity to express their views concerning the Gray's Reef -proposal.

Several persons who provided testimony at the public hearings
recognized the various public benefits the sanctuary program would provide,
{ncluding conservation of live bottom resources for future generations, pro-
tection of fishery habitats for recreational, education and research purpoges,
promotion of the scientific understanding of the live bottom, and enhancement
of the general public appreciation of natural marine resources. As a control
area, it was also brought out that Gray's Reef would serve as a biological
baseline for comparison with other live bottoms on the South Atlantic Outer
Continental Shelf where energy development activities are beginning to take

place.

Concern was expressed by‘severaI commentors regarding damage to the
1ive bottom caused by various types of fishing and research equipment. Most

commentors agreed with the preferred alternatives to control by permit the

use of wire fish traps, bottom trawls and dredges and other sampling equip-
ment in order to reduce the future risk of harm to live bottom resources.

Some members of the diving community of coastal Georgia did not
fully understand that NOAA only plans to monitor diving and spearfishing
activities, not regulate them, and took issue with the possible regulation of
spearfishing. Many felt that equal treatment was not being given to hook and
line fishing which can be more consumptive than spearfishing and proposed
that NOAA also monitor hook and line fishing.

Several commentors raised issue with the preferred alternative to
require vessels to anchor in sand bottom areas. Most contended that (1)
there were not enough data available to determine if anchoring of small vessels
(less than 30 feet) on the live bottom poses a significant threat to Gray's
Reef; (2) the regulation would discriminate against user groups which did not
have the skill or equipment for locating sand bottom areas; (3) SCUBA dive
vessels already observe a self-imposed anchoring practice of sending a diver
down the anchor line to secure placement in sandy areas; and (4) the regula-

tion would be unenforceable.

Several commentors suggested that NOAA enforce regulations under the
status quo. A few commentors inquiring about the cost of the program, requested
a cost/benefit analysis. Others suggested that NOAA clarify the proposed
management goals and objectives. Another questioned the adequacy of the
proposed boundary to encompass all significant 1ive bottom areas within the
Gray's Reef core area. Other comments were directed to surveillance and
enforcement and the State of Georgia's involvement in sanctuary management.
Finally, some commentors questioned why Gray's Reef was selected as a marine
sanctuary candidate over other live bottom areas in the South Atlantic.



Overall, the Gray's Reef Marine Sanctuary proposal has received
support from the local community and the various user groups. Public in-
volvement has included meetings with local dive groups to discuss their
concerns and future participation in the sanctuary program. Public
participation has been active, informative and extremely helpful.

This Final Environmental Impact Statement (FEIS) summarizes and
responds to all comments received through August 5, 1980. Summaries of the
public hearing statements and written comments with NOAA's response appear in
Appendix K. This FEIS {is being distributed to all persons indicating an
interest in reviewing a copy, and to Federal and State agencies concerned
with the proposal. :

One change to the proposal from the preferred alternative in
the DEIS has been made. The proposed vessel anchorage regulation has
been changed. Anchoring will be listed in the Designation Document and will
be monitored rather than regulated. A bathymetric survey will be conducted
to characterize the benthic features of the sanctuary, and studies will be
conducted on the feasibility and desirability of designating anchorage areas
and/or using mooring buoys. ‘ :

The FEIS includes an expanded discussion on proposed sanctuary
management. Immediately following designation, a formal Management Plan -
. (MP) will be developed, responsive to the importance and needs of sanctuary
resources and user groups. Components of MP are described in Section III.
Additionally, the FEIS emphasizes the use of monitoring as an essential
management tool for providing information on sanctuary user groups and the

health of the live bottom ecosystem. _ ,

The proposed designation and regulations do not represent a final
decision. NOAA will receive comments on this FEIS for 30 days following
publication. During this 30.day period NOAA will consult with the Federal
Agencies. After review and consultation, a decision will be made whether
to proceed with the designation. If so, the Secretary of Commerce must obtain
Presidential approval of the designation. The final rules will be promulgated
after designation.

B. National Marine Sanctuary Program (NMSP) Purposes

The NMSP focuses on comprehensive management of marine ecosystems for
the long-term protection of natural resources and the enjoyment and benefit of

society.

The following program purposes present a framework for the national
sanctuary system:

° To provide long_term protection to special marine
areas with unique conservation, recreational, eco-
logical or aesthetic values;

° To provide a focus for comprehensive management of
these areas;

onem— ] [ [ — [ ()
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® To enhance public awareness of special marine areas
and emphasize wise use of these natural resources; and

° To encourage research and aexchange of information
about marine ecosystems.

C. Proposal to Designate the Gray's Reef Marine Sanctuary

'NOAA proposes to designate Gray's Reef, a live bottom area 34.2 km
(17.5 nmi) east of Sapelo Island, Georgia, as a national marine sanctuary.

1. Resource Summary

The area under consideration is a naturally occurring 1ive bottom
reef on the South Atlantic Continental Shelf. Live bottom reefs are defined
as "those areas which contain biolgical assemblages consisting of such sessile
invertebrates as sea fans, sea whips, hydroids, anemones, ascidians, sponges,
bryozoans, or corals living upon and attached to naturally occurring hard or
rocky formations with rough, broken, or smooth topography, or whose 1ithotope
favors the accumulation of turtles, fishes, and other fauna® (BLM, Department
of the Interior, 1978). Live bottom areas occur infrequently and intermittently
across the shelf and are distinguished from otherwise relatively flat and barren
expanses of ocean bottom by irregular relief and considerable biological pro-
ductivity. Major marine fisheries, both demersal (free swimming at or near
the bottom) and pelagic {open ocean), are associated with 1ive bottom habitats
on a permanent or transient basis, in ways not yet fully understood.

The area known as Gray's Reef (or locally known also as Sapelo
Live Bottom) covers an estimated 42.9 sq km (12.8 sq nmi) and consists of
northeast-southwest trending limestone rock ridges, shallow buried hardground
and surrounding sedimentary (soft bottom) areas (Hunt, 1974). Geological
studies concerning its origin and history indicate that the reef substrate
was deposited and consolidated many millennia ago in a marine environment
experiencing fluctuating sea and energy levels, perhaps in a shallow estuarine-
like area. Following the latest sea level transgression (Holocene), the rock
was inundated and the submerged hardground provided substrate for the subse-
quent development of a marine reef community.

Gray's Reef is one of the few 1ive bottom areas for which rock
outcrops and biological assemblages have been mapped and studied, even
though to a limited extent. Rock outcrops appear to be more prevalent off
the Carolinas and Florida than off Georgia. Relief nearshore is
generally less than 1-2 m (3.4 - 6.8 ft); Gray's Reef may be an exception
with relief in the 2-6 m (6.8-20 ft.) range, which {s usually encountered

in deeper water locations.

Gray's Reef is located in an inner shelf zone, in a transition
area between a coastal freshwater, weather-dominated regime and an offshore
Gulf Stream-influenced regime. Physical oceanographic parameters (temperature,
salinity, dissolved oxygen, density, and wind-determined currents) in the
Gray's Reef area show slight seasonal fluctuations primarily in response to
meteorological conditions. Gray's Reef probably experiences coastal and
of fshore influences sporadically, such as during periods of high spring runoff
and Gulf Stream eddying, respectively. Chemical and biological processes

respond to the physical parameters.



Although biological inventory and identification are not complete,
preliminary investigations indicate the occurrence of several thousand
taxa at Gray's Reef, representing the major algal, invertebrate and verte-
brate groups commonly associated with reef-like environments in the South
Atlantic and in the northeastern Gulf of Mexico. Observations suggest that
the Tive bottom supports a transitional marine biota, with the result that
cold water species and warm water species overlap in the area.

Marine flora (seaweeds and microscopic algae) offshore Georgia have
not received much systematic attention, but are thought to be similar to those
found offshore the Carolinas and northeast Florida; i.e., a mix of northern
and southern varieties with some endemics.

Hard corals grow at Gray's Reef as solitary heads and are probably
at or near their limits of environmental tolerance, as evidenced by scarcity
and energy compensations. More common sedentary invertebrates include soft’
corals (sea whips and sea fans), hydroids, anemones, ascidians (tunicates -
or sea squirts), barnacles, attached bivalves, and tubiculous worms. Crabs,
shrimps, lobsters, sea snails, and sea stars move on and about the rock
surfaces. Infauna (1iving in between sediment particles) appear to be more
abundant and diverse in the live bottom sediments than in non-1ive bottom
sedimentary regimes.

Live bottom areas also favor the accumulgtion of finfish and have
long been known for their general importance to commercial and recreational
fisheries. While deep water live bottoms may be more productive than inshore
sites due to prevailing environmental stability, Gulf Stream influence and
nutrient-rich deepwater intrusions, shallow water hardgrounds, such as Gray's
Reef, also host rich and varied ichthyofaunal populations. Representatives
of major target demersal fisheries (those most desirable to fishermen) are
found at Gray's Reef, including snapper, grouper, black sea bass, porgy, and
ecologically similar species. Coastal migratory pelagic species (e.g., blue-
fish, jacks, cobia, mackerel and little tunny) are found at Gray's Reef on a
seasonal basis. Reef fish exhibit certain biological traits (e.g., growth
patterns, reproductive characteristics, and migratory patterns) which corres-
pond to evolutionary pressures in isolated environments and which make them
especially vulnerable to environmental perturbation. For reef species which
are nonmigratory (e.g., black sea bass), Gray's Reef represents a permanent
residence; for others which migrate to deeper depths with age and those with
wider terrritorial ranges in response to spawning and feeding behaviors (e.g.,
snapper and grouper), residence at Gray's Reef is probably temporary.

Marine turtles, including the Kemp's {Atlantic) ridley, green and
loggerhead, are thought to utilize live bottom areas in the South Atlantic
during various stages of their life histories. Loggerheads have been
encountered at Gray's Reef where they probably forage and shelter. Less is
known about the other sea turtles of the region.

Marine mammals, primarily dolphins, are frequently sighted in the
vicinity of Gray's Reef; however, data are lacking concerning particular
importance of live bottom, if any, to cetaceans. The use of live bottom
areas by the Florida manatee has been proposed; manatees frequent Georgia
coastal areas and may roam offshore as well.
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Little information exists concerning coastal or pelagic birds in
the vicinity of Gray's Reef. Pelagic bird rookeries are found along the
entire Georgia coast. Petrels, shearwaters, gannets, phalaropes, jaegers,
and terns are likely to be encountered at Gray's Reef during passage from
rookeries to offshore feeding grounds. :

The close proximity to land of Gray's Reef makes the live bottom
accessible to many people from southeastern Atlantic States. Private recrea-
tional diving and fishing, public recreational-for-hire (charter) fishing,
research and educational demonstrations take place at Gray's Reef year round.
Recreationists, researchers and educators frequent other offshore reef
areas as well; however, as fuel prices rise and supplies become limited,
competition will increase for this nearshore area.

2. Purpose and Need for a Gray's Reef Marine Sanctuary

s

, The Gray's Reef live bottom is proposed for marine sanctuary
status in recognition of its distinctive conservation, research, recreational,
ecological and aesthetic values which are in need of protection and compre-
hensive management. These values are discussed in detail in the following
Section II: Purpose and Need for the Action.

3. Proposed Management

Management of Gray's Reef as a marine sanctuary will focus on the
national program purposes and policies. Site-specific goals for Gray's Reef
have been developed tentatively in order to address effectively the issues
which prompted the sanctuary proposal and to provide a basis for assessment
of boundary and regulatory options considered in the environmental impact
analysis. Final goals and objectives are developed pursuant to designing a
formal management plan (MP) following sanctuary designation. All planning
and decisions concerning management and use of the sanctuary will be directed
by this plan towards fulfilling the goals and achieving the program objectives.
Objectives for each goal will represent short-term measurable steps towards
achieving the long-term, unquantifiable goals and will be similar to the types
of activities listed below:

: Goal: To maintain and protect physical, biological, ecological,
and aesthetic resources of the live bottom ecosystem in their natural state.

Tentative objectives would include development of specific acti-
vities and/or mechanisms designed to maintain water quality; to protect
benthic habitats from damage and destruction (particularly essential geologi-
cal formations); and to preserve and maintain 1iving resource abundance,
ecological diversity and viability (particularly sensitive epibenthic and
demersal organisms).

Goal: To promote scientific understanding of the ecological
nature and role of the Gray's Reef 1ive bottom ecosystem and the functional
relationships of live bottom areas throughout the South Atlantic to one
another and to the overall coastal and marine ecosystems of the region.

Tentative objectives could include activities to éncourage and



cooperate with interested parties in research and marine science education,
such as the establishment of a scientific advisory committee; to facilitate
qualitative and quantitative assessment of species richness and diversity;
to obtain a better understanding of temporal and spatial community dynamics
and energy relationships; to make available on a competitive basis funds for
assessment and monitoring; to maintain an accessible repository concerning
Tive bottom research; and to create a focus for scientific data exchange.

Goal: To promote public appreciation and wise use of regionally
significant 17ve bottom resources.

Tentative objectives would be to design programs to educate
the public concerning the nature and importance of live bottom ecosystems;
to promote creative activities and practices which are compatible with resource
conservation and management; and to establish and maintain a sanctuary infor-
mation center. , R

The Gray's Reef Marine Sanctuary MP will include provisions for-.
on-site management; surveillance and enforcement; advisory committees repre-
senting all user groups; consultation and coordination with other management
authorities and interested parties; resources management, including strategies
for research, resource assessment and monitoring; and public education and
visitor use. NOAA has initiated consultation with the U.S. Coast Guard ¥
regarding surveillance and enforcement in the sanctuary. The Georgia Depart-
ment of Natural Resources (DNR) {is working under a cooperative agreement :
with NOAA to prepare recommendations for specific management concerns, such
as the issues of coordination, public participation, research, monitoring,
resource assessment, public education and enforcement. Specifically, ONR
will provide: (1) an analysis of the resources required to monitor the
effectiveness of the management system and the regulations; (2) a description
of the surveillance and enforcement system necessary to meet management
objectives; (3) suggestions for the design of the process for reviewing and
evaluating requests for permits to conduct prohibited activities; and ?4)
a preliminary list of the types of scientific research needed to accomplish
management goals and objectives. Preliminary forms of these recommendations
will be available at the time of final statutorily required consultation
with Federal agencies and will be subjected to a public participation process
involving consultation, review and comment before adoption. A more detafled
discussion of the MP is found in Section IIl.

4. Proposed Boundary

The proposed sanctuary boundary consists of 57 square kilometers
(16.68 square natuical miles) of high seas waters under Federal jurisdiction
contained within a rectangular boundary: starting at coordinate value

31° 21' 45" N commencing to coordinate 31° 25" 15" N thence coordinate

80 5 17 W 80 55 17 W
31° 25" 15" N thence to coordinate 31° 21" 45" N thence back to the
80 49 42 W 80 49 42 W

point of origin. The proposed sanctuary encompasses all presently known exposed
1imerock outcrops ("breaks") and surrounding shallow-buried hardground and soft

sedimentary (sand) bottom.

{
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The sanctuary boundary will be delineated on nautical charts prepared
by the National Ocean Survey. NOAA will identify and evaluate mechanisms to
physically mark the sanctuary boundaries (e.g., a marker buoy system) pursuant
to development of a formal management plan.

5. Proposed Regulations

NOAA has analyzed alternatives to the proposed action, including
that of taking no action. Alternatives are outlined in Section IIIl:
Alternatives Including The Proposed Action, and are fully discussed in
Section V: Environmental Consequences. The draft designation and regu-
lations proposed in this FEIS do not represent a final decision; they are
presented for public review and comment.

Sanctuary management will consult and coordinate with existing
authorities .in both the administration and enforcement of the regulations.
The regulations apply only within the sanctuary boundaries. The full text
of the proposed regulations as they appear in the Federal Register is pre-

sented in Appendix A. .

The proposed regulations (THE PREFERRED ALTERNATIVE) would impose
the following controls: ‘ ¢

° Prohibit, except by permit, alteration of, or construction
on, the seabed;

except (a) fish parts or wastes, bait and chumming materials;
vessel cooling waters; and (c) éffluents from marine
sanitation devices;

° Prohibit, except by permit, bottom trawling and specimen
dredging;

° Prohibit, except by permit, wire trap fishing;
° Proh1b1t, except by permit, marine specimen collecting; and

° prohibit, except by permit, tampering with, damage to or
removal of submerged historic and cultural resources.

No regulations are proposed for anchoring, spearfishing or other
fishing activities (hook and line fishing). NOAA dces intend to monitor
these activities, along with all other activities, in the sanctuary. NOAA
proposes to 1ist anchoring in the Designation Document and to undertake the
following management tasks: (1) monitor existing anchoring practices to
determine activity levels, gear types and environmental impact (see definition
of monitoring below); (2) conduct an underwater resource survey to determine
the nature and extent of hardbottom coverage, and to transpose findings onto
interpretive nautical charts; and (3) conduct studies on the feasibility and
desirability of designating anchoring areas and/or placing mooring buoys at

the reef. _
NOAA proposes to 1ist spearfishing in the Designation Document and
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undertake the following management tasks: (1) poll divers to determine
diving experiences and self-imposed dive policies; (2) develop a guide to
recreational diving; (3) enlist the help of local diving organizations in
monitoring diving and spearfishing activities (see definition of monitoring
below); and (4) conduct studies on the feasibility and desirability of
establishing marked dive trails.

NOAA proposes to rely upon the regulations implemented by the South
Atlantic Fishery Management Council pursuant to fishery management plans
for other fishing activities in the sanctuary such as hook and line fishing,
and to undertake the following management tasks: (1) poll fishermen to
determine fishing motives; (2) develop a guide to recreational fishing;
and (3) enlist the help of local fishing organizations for monitoring
fishing activities at the reef.

6. Designation Document

The Designation Document (the draft Designation for the proposed
Gray's Reef Marine Sanctuary is presented in Appendix A) serves as a constitu-
tion for the sanctuary. It establishes the boundary and purpose of the sanc-
tuary, identifies the types of activities that may be subject to regulation
and specifies the extent to which other regulatory programs will continue to _
be effective within the sanctuary. NOAA may legally promulgate regulations
only in relation to the specific activities listed in the Designation. Its
content can be modified only after repeating the entire designation process
and securing Presidential approval. ‘

If the Designation is adopted, the following activities will be
subject to necessary and reasonable regulation.

® Alteration of or construction on, the seabed;
° Discharging and depositing substances;

° Bottom trawling and specimen dredging;

° Anchoring;

° Wire trap fishing;

° Spearfishing;

° Marine specimen collecting; and

° Tampering with, damage to and removal of
historic or cultural resources.

D. Summagx of Environmental and Socioeconomic Consequences of the
0 10N an e Propos ction ernatives

Gray's Reef is located in the high seas, seaward of State waters.
A variety of Federal laws, regulations, policies and procedures govern
activities on the high seas. Those which already apply in and adjacent
to the proposed Gray's Reef marine sanctuary are analyzed in Section IV
F: The Legal Status Quo.

[
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A review of the existing statutes reveals sevefal areas in which

‘sanctuary designation would afford benefits to the natural resources. The

mandates of existing authorities are sometimes too broad to focus adequately
on small discrete areas requiring special management measures. Thresholds
for hazardous substances, for example, are established for all waters or
seabed out to 200 nautical miles off the entire United States coastline. In
other cases, jurisdictions may be often too narrow to provide holistic atten-
tion; statutes which protect a particular resource may neglect or exclude
components of the entire ecosystem. Finally, decentralized management of
multiple use areas can result in policy conflicts, and does not lend {tself
to integrative directives emphasizing education, research, recreation and
i{nformation exchange in light of conservation.

Live bottoms are unique and potentially vulnerable habitats, and
very limited knowledge exists concerning their ecological nature and role.
Presently, it is difficult to predict the environmental consequences of
present or future human activities on the South Atlantic Continental Shelf.
Preliminary scientific observation and interviews with persons familiar with
Gray's Reef live bottom indicate that present activity levels do not pose a
major strain on the reef's physical and biological resources but that the
live bottom is ecologically fragile and any major changes in ambient condi=
tions could severely stress community structure and productivity. i
Sanctuary designation will provide long-term protection for a repre-
sentative l1ive bottom ecosystem on the Scuth Atlantic Continental Shelf.
Comprehensive management of this nearshore area will focus on conservation
of natural resources, promotion of live bottom research, and promotion of .
public appreciation and wise use of regionally significant 1ive bottom resources
through interpretive programs and public services. Management of the live
bottom will allow for appropriate distribution of visitors' uses and con-
sequent control of any potentially harmful effects.

Minimal economic impacts will result from proposed restriction within
the preferred boundary alternative (see Section V: Environmental Consequences ).

1. Boundary

The preferred alternative for the sanctuary area (57 sq km - 16.68 sq
nmi) will protect the l1ive bottom core area and associated marine resources.
A sanctuary of this size will result in protection and maintenance of the
entire reef system, rather than only an individual component, and in effective
management in order to maximize public benefits and minimize resource threats.
It will help insure accomplishment of all sanctuary goals and will also allow
for adequate enforcement of sanctuary regulations.

2. Restrictions

> Alteration of or construction on the seabed

Activities which fnvolve alteration of or construction on the seabed,
such as hydrocarbon and mineral extraction, pipeline placement, floating
power plant siting, deep-water port dredging and certain manipulative research
activities could potentially harm the live bottom. Drilling, dredging, filling
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or the placement of structures could involve temporary or permanent destruc-
tion of essential benthic habitat areas and concurrent perturbation of living
marine resources. The status quo provides some protection for 1ive bottom
area from seabed alteration/construction activities related to OCS development
(e.g., BLM's biological lease stipulation concerning oil and gas exploration
and development and the installation of pipelines in areas containing live
bottom resources, as described in Appendix B).

There is no widespread evidence that presently unregulated seabed

activitigs at @ray's Reef (e.g., placement of research quadrant markers, securing
scientific equipment to the seabed, collecting geological specimens, or placing

and maintaining aids to navigation) has caused substantial harm to the 1ive
bottom. However, in 1ight of the increasing focus on Gray's Reef for research
and the slight possibility of OCS development in nearshore areas of the South
Atlantic, the 1ive bottom may be subjected to activities which could eventu-
ally disrupt the reef system structure and function by altering habitats and
reducing species abundance and diversity.

A permit process will provide immediate protection for the sanctu-
ary resources by screening and prohibiting or redesigning seabed alteration/
construction activities which might otherwise alter or destroy essential
habitat areas, and stress or reduce ecologically important live bottom
populations. It will also provide for monitoring of activity levels and
impacts. No adverse impacts on the live bottom environment or on user groups::
are expected. :

¢ Discharges

Disposal and discharge of polluting substances at the proposed
sanctuary are also sources of concern. Most current disposal and discharge
activities occurring at Gray's Reef are incidental to recreation and research;
f.e., disposal of fish parts from cleaning and dressing fish caught at the
live bottom, release of marine-type chumming or bait materials, discharge
of effluents from marine sanitation devices, discharges of cooling water
effluents from normal vessel engine operations and disposal of trash and
litter from pleasure and research watercraft and transient vessels. There is
no current evidence of dumping or discharge of toxic or foreign substances
(e.g., hydrocarbons, industrial chemicals, radioactive wastes, dredge mater-
ials, and municipal sewage wastes) in the sanctuary area. Increased recrea-
tional, educational, and research-oriented use of the Gray's Reef area is
anticipated in the future and with such, an increase in the volume of
materials entering the surrounding waters can be expected.

The U.S. Environmental Protection Agency and the U.S. Army Corps of
Engineers, under the Water Pollution Control Act and the Marine Protection,
Research and Sanctuaries Act, presently have the authority to develop criteria,
select dump sites and issue permits for the ocean disposal of materials
which adversely affect marine ecosystems. Pollution from dredging and the
disposal of dredge materials and point discharges from ocean outfalls is
controlled through permits. Regulations to prevent pollution of marine high
seas waters from shipboard wastes, other than sewage and oil spillage, do not
presently exist. Federal regulation of sewage wastes from marine sanitation
devices, effective January 30, 1980, pursuant to the Clean Water Act, does
not extend beyond territorial waters.

|
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The proposed marine sanctuary regulation would prohibit the discharge
and dumping of trash and litter, oil and other polluting substances. The
regulation permits the discharge of fish parts and wastes, bait and chumming
materials, cooling waters and effluents from marine sanitatiaon devices.

The proposed regulation will contribute to high water quality by
controlling the discharge of most polluting materials and will enhance the
area's aesthetic features by lessening levels of waste discharge and litter
thrown overboard. The regulation will not impact fishing activities. The
economic impact of this regulation on sanctuary users is minimal, although users
will be required to retain their trash for praoper disposal elsewhere.

® Bottom Trawling and Specimen Dredging

Several researchers and educators use bottom trawls and specimen
dredges to sample benthic and demersal organisms at Gray's Reef. Modified
otter (roller-rigged) trawls have been used with some success to harvest
fish of f the Carolinas and Georgia in low to moderate relief live bottom °
areas. Circumstantial evidence indicates that indiscriminate bottom sampling
with such gear may adversely impact the physical environment in live bottom
areas by suspending sediment, breaking hard formations or removing essential
habitat areas, and may stress the 1iving marine resources by injuring or
removing attached benthos or by reducing population levels of ecological
important resources. ,

There are no Federal regulations to control potentially harmful
bottom-trawling and specimen dredging activities in high seas areas. The
South Atlantic Fishery Management Council has not proposed any management
measures for such activities. ,

The proposed regulation controlling bottom-trawling and specimen-
dredging activities at Gray's Reef by permit, on a case-by-case basis, will
provide immediate protection for live bottom habitat areas and living marine
resources. No adverse impacts on the environment or on user groups are
expected to result from {mplementation of this regulation.

° Wire Trap Fishing

Fishing with wire fish traps in 1ive bottom areas can have adverse
ecological and socioeconomic impacts. Trapping is primarily a secondary
commercial fishery in the South Atiantic; most trappers are off-season
shrimpers who trap black sea bass and incidental bottom fish in the winter.
Traps are also used in resource assessment projects such as “tag and
release"” studies. :

The proposed requlation allows the use of wire fish traps in the
sanctuary, by NOAA permit, for research, education and resource assessment.
It would provide long-term protection for Gray's Reef because it would (1)
eliminate the threat of overharvest of reef fish; (2) reduce the number and
impact of “ghost” traps (lost or abandoned traps which continue to fish);
(3) prevent the bycatch of juvenile and non-food tropical fish; (4) reduce
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the potential for physical damage to corals and associated live bottom epi-
fauna; (5) prevent interference with or displacement of less efficient fish-
ing methods; (6) preserve the aesthetic values of the live bottom; and (7)
eliminate the unpleasant diving experience of encountering ghost traps con-
taining mutilated and dying fish.

® Marine Specimen Collecting

There are currently no Federal regulations to control the collecting
of coral and other tropical marine resources in the high seas. The Gulf of
Mexico and South Atlantic Fishery Management Councils propose certain manage-
ment measures for corals under the Draft Coral and Coral Resources Fishery
Management Pian. Tentative regulations would approve for harvest limited
quantities of soft coral (sea whips and sea fans) and would allow, by permit,
collecting of hard and soft corals for scientific and educational purposes.
Timing of the proposal is uncertain at present.

The proposed marine sanctuary regulation would prohibit the
collecting of corals and other tropical resources except by permit, on a
case-by-case basis. Tropical biota are naturally rare species at Gray's
Reef, many of which represent extensions of their normal geographic range.
Many uncertainties exist concerning their viability (health and growth
characteristics), reproduction and response to natural and man-induced
environmental change. The proposed regulation would provide immediate

protection by prohibiting indiscriminant tropical specimen collecting which _E

could otherwise deplete ecologically significant species and upset the
natural ecological balance at the live bottom.

® Historic or Cultural Resources

The proposed regulation controlling investigation and recovery of
historic and cultural resocurces by permit will protect the 1ive bottom
environment and any significant shipwreck, paleoenvironmental or other
historical and cultural resources without unduly impacting the user groups.

3. OQther Activities

Anchoring s necessary, at times, to secure recreational fishing
vessels, dive boats and research vessels at the live bottom. Anchoring by
large vessels on hardbottom substrates is thought to pose a threat to habitat
formations and sessile benthos (e.g., corals, sponges). Gray's Reef has not
been adequately surveyed to determine whether present anchoring activity
has adversely impacted the live bottom. Observations suggest that sufficient
sand bottom areas exist for anchorage. Rather than implement a regulation on
anchoring, NOAA will monitor the activity to determine environmental impacts.
A bathymetric survey will be conducted and preferred anchorage areas indicated
on charts. An educational program will be implemented to advise users on
anchoring procedures. A mooring buoy design and feasibility study may be
{nit{ated upon designation. If such a system seems desirable, this proposed
regulation could be modified as buoys are installed. This regulation would
allow fishermen, divers and researchers to continue to anchor without any
major inconvenience.

A small number of local recreational divers spearfish at Gray's
Reef to catch edible fish. At current activity levels, spearfishing does
not appear to threaten the health or stability of the live bottom ecasystem.
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Diving conditions and self-imposed spearfishing policies limit total activity.
NOAA will monitor diving activities, including spearfishing. No adverse
consequences are expected and in the absence of future data demonstrating
adverse impacts, no NOAA regulations will be proposed. _

Gray's Reef is a popular recreational fishing spot for harvesting
demersa1.species such as snapper, grouper, and black sea bass, and for pela-
gic species such as king mackerel, Spanish mackerel, cobia, and barracuda.

Gray‘s Reef does not support a large commercial fishery. Trawling
in 1ive bottom areas off Georgia is infrequent, and generally takes place in
farther offshore. A few off-season shrimpers trap black sea bass off the
Georgia coast and may occasionally frequent Gray's Reef. Commercial mackerel
fishermen troll occasionally through the area with handlines or rod and '
reel.

NOAA proposes to monitor fishing act1v1ties at Gray's Reef and

- to rely upon the South Atlantic Fishery Management Council to manage selected

fisheries through development and implementation of Fishery Management Plans.
Such Plans may specify size limits, bag 1imits, and gear types which would
apply at Gray's Reef. .

Finally, with regard to this proposal the long-term productivity °
of Gray's Reef will be enhanced under a comprehensive management program °
and there will be no significant adverse short-term trade-offs. The pro-
posal, in fact, is designed to provide public benefits in the short-term
through establishment of educational and research programs to increase
awareness and promote information exchange.

There will be no irreversible and irretrievable commitment of
resources or of economic benefits. Economic benefits from wire trap fishing
will not be irretrievably lost since the fish resources remain protected.
Should a significant need arise for this type of commercial activity in
the future, the prohibitive regulation could be considered for revision.

E. Marine Sanctuary Permits

Marine sanctuary permits, issued by NOAA, will be required for
an activity which would otherwise violate the regulations and may be granted
only if the activity will serve research or educational purposes. The permit
procedure is specified 1n the regulations (Appendix A). Additional criteria
specific to certain activities may be added in the Management Plan for Gray's
Reef.

F. Certification of Other Permits

The regulations propose to certify, in advance, any permit, license,
or other authorization issued pursuant to any other authority within the
sanctuary as long as the activity does not violate marine sanctuary regula-
tions. This notice of validity avoids duplicating permit delays and costs
where there is no violation.



SECTION II.  PURPOSE AND NEED FOR THE ACTION

NOAA has identified Gray's Reef as a special marine area with
important species, habitat, research, recreational, ecological and
aesthetic resources threatened by existing and potential human use and
deserving consideration for marine sanctuary designation. The purposes
or goals of the proposed Gray's Reef Marine Sanctuary are as follows:

To maintain and protect the physical, biolegical,
ecological and aesthetic resources of the live bottom
ecosystem in their natural state;

° To promote scientific understanding of the ecological
nature and role of the Gray's Reef ecosystem and the e
functional relationships of 1ive bottom areas throughout
the South Atlantic, to one another and to marine and
coastal ecosystems of the region; and

® To promote public appreciation and wise use of regionally
significant 1ive bottom resources.

Several considerations prompted the proposed action. Gray's Reef:is
one of the largest inshore live bottoms in the South Atlantic, covering
approximately 16 square nautical miles. The geomorphology of the
Georgia Embayment {s such that hardground outcrops are not typically
encountered in nearshore areas off Georgia; generally, the occurrence

- of 1ive bottoms increases to the north and south of Georgia in response
~to regional shelf structure and processes.

Gray's Reef is one of the few 1ive bottom areas in the South
Atlantic in which bathymetry, morphology, geology and origin have been
studied, although only to a 1imited extent. Unlike tropical reefs
formed by 1iving corals and algae, Gray's Reef consists of exposed
limestone rock in the form of ridges, ledges, caves and burrows of
various sizes. The bottom relief (up to 6 feet and more) is usually
only encountered in deepwater locations farther offshore. Preliminary
studies reveal marine fossils at the 1ive bottom which suggests the
11kely occurrence of other cultural and historic artifacts such as
Paleoindian remains. :

Gray's Reef represents a marine ecosystem of exceptional
productivity as indicated by an abundance and variety of marine species
at various levels in the food web. The live bottom 1s an important
habitat for marine fishery resources of commercial and recreational value,
for threatened or endan?ered species of sea turtles, and for tropical
biota which are naturally rare in this area, representing extensions

of their normal range.

The nearshore location of Gray's Reef, its year round accessi-
bility and the distinguishing nature of its resources make the live
bottom particularly inviting for public use. The live bottom is perhaps
the most highly utilized natural reef off Georgia, attracting recrea-
tional fishermen and divers, researchers and educators year round.



Increased future use is expected, especially in 1ight of fuel shortages
and rising costs which make travel farther offshore more difficult.

Live bottom areas have just recently been recognized as significant
biotopes in the South Atlantic and very limited knowledge exists concerning

their ecologfcal nature and role. The dynamics of live bottom benthic
communities and their importance to marine fishery resources of the
South Atlantic haven't been fully explored or interpreted. Scientific
research concerning 1ive bottom areas has been limited to qualitative
biological inventories and geological characterizations.

Relatively little data exist on the impacts of human activities
on live bottom systems. Preliminary research data suggest that live
bottom resources are vulnerable to environmental perturbation. In
combination, certain human activities (e.g., seabed alteration and
construction, disposal of shipborne wastes, anchoring, bottom trawling
and dredging, wire trap fishing and marine specimen collecting) could
adversely impact ocean water quality, benthic habitat areas and 1iving
marine resources in live bottom areas. *

Public knowledge of 1ive bottoms is limited. Most public
education i{n marine science features stereotypical tropical coral
reefs.

Marine sanctuary designation offers an opportunity to provide
management and to promote conservation of this multiple use marine
area through coordination of current and future activities. Effective
management will insure long-term protection of the 1{ve bottom resources
while promoting activities which are compatible with conservation.

The sanctuary also offers a mechanism to promote scientific research
so that the "livin? laboratory” of a 1ive bottom, such as Gray's Raef,
might be fully explored and to initiate an assessment of environmental
situations at the live bottom. Similarly, 1t provides for public
education concerning the ecological importance of the live bottom
ecosystem.

NOAA therefore proposes to designate Gray's Reef as a National
Marine Sanctuary under Title III of the Marine, Protection, Research
and Sanctuaries Act of 1972 to provide a program of integrated
management including research, assessment, monitoring, education,
long-term planning, coordination and regulation.

(NN

|



SECTION III. ALTERNATIVES INCLUDING THE PROPOSED ACTION

A. Introduction

NOAA proposes to designate Gray's Reef as a marine sanctuary
to protect the natural features of the live bottom system and to promote
scientific understanding, public appreciation and wise use of its
resources. Various management, boundary and regulatory alternatives
have been considered in the evaluation of the proposed action.

This section presents a brief analysis of all reasonable
alternatives, including a no action alternative (status quo), the program
action (a marine sanctuary with proposed boundary and regulatory measures),
alternative boundaries and regulatory measures, and a brief discussion of
the physical, biological, ecological and socioeconomic impacts resulting
from these alternatives. A detailed impact analysis is presented in
Section V: Environmental Consequences.

B. No Action Alternative: Rely on the Legal Status Quo

Gray's Reef is located on the continental shelf seaward of the-
territorial sea and State jurisdiction. A variety of Federal laws, reguta-
tions, policies and procedures apply to activities taking place in the
general area of the proposed sanctuary. An alternative to the proposed
action is the “no action alternative" (status quo), meaning that Gray's
Reef would not be designated as a marine sanctuary. Under this alternative,
these existing statutes would continue to control activities and protect
the environment in and around the Gray's Reef live bottom. The reader
is referred to Section IV F: The Legal Status Quo for a detailed discussion
of existing statutes and affected agencies as well as current enforcement
procedures, cooperative arrangements and any specific permitting, surveillance
or monitoring requirements applicable to activities in the Gray's Reef
area. Under the no action alternative, no special management programs

~or research and education efforts would be instituted.

As discussed in Section II above and in more detail in Section IV
below, Gray's Reef is a special marine area; a complex, fragile ecosystem
containing distinctively valuable natural resources. It is also an ecosystem
where human use is significant and growing. Human activities that either
singularly or in combination may place stress on the 1ive bottom system
include seabed alteration and construction activities, anchoring, wire
trap fishing, bottomtrawling and dredging, spearfishing, 1ive bottom
specimen collecting, and damage to or removal of historical and cultural
resources in high seas or in the Gray's Reef area. Although knowledge of
the ecological nature and role of live bottom ecosystems is limited, avail-
able data suggests that 1ive bottom resources are vulnerable to environ-
mental disturbances. Given these unique resources, their particular vulner-
ability, and the multiple, increasing human pressures on the area, assurance
of long term preservation for Gray's Reef requires (a) a management frame-
work that will monitor, assess and act on information about the cumulative
effects of human uses, (b) a mechanism to coordinate and encourage research
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that will lead to necessary management decisions, and (c) efforts to
educate the public about the value and the fragility of the live bottom
system. The no action alternative appears to meet none of these
requirements.

Existing statutes, including the Outer Continental Shelf Lands
Act, the Clean Water Act, and the Marine Mammal Protection Act, are
directed either at the accomplishment of a single purpose or the regulation
of a single activity, such as the extraction of 0il and gas resources,
the preservation of water quality, and the conservation of marine
mammals. These authorities do not provide a comprehensive management
mechanism. These statutes also do not address all aspects of human
threats to the area. To take one example, the regulations controlling
ocean discharge and dumping do not consider all shipboard wastes. For
example, Federal regulation of sewage wastes from marine sanitation
devices does not extend beyond State waters (see the January 30, 1980
amendment to the Clean Water Act in Section IV F). The discharge of
oil beyond the territorial sea (3 nmi) from tankers under 150 gross
tons and other vessels under 500 gross tons is unregulated, and regulations
pertaining to discharges from machinery .space bilges require that the
activity must take place as far as practical from nearest land, while
in route, and must not exceed 60 liters per mile or have 0il content
exceeding 100 parts per million. Finally, there are no regulations to
control the disposal of trash and litter in high seas areas.

In addition, the status quo provides no programmatic mechanism
to promote and coordinate research in live bottom ecology in the South
Atlantic or to disseminate information to the direct and indirect user
public. Most, if not all, public education available on reef environments
features stereotypical tropical coral reefs which differ significantly
from live bottom areas found in the South Atlantic. There are currently
no programs to provide education and information concerning the nature
and importance of live bottom ecosystems or to increase long-term
protection of these areas by increasing public awareness of the
distinctive resources and their susceptibility to disturbance.

The regulatory regime closest in purpose and scope to the marine
sanctuary program is that provided by the Fishery Conservation and Man-
agement Act of 1976 (FCMA). Even that regime, however, does not satisfy
all of the management requirements described above. Under the FCMA,
Regional Fishery Management Councils propose and implement necessary
regulations for the management of selected commercial and recreational
fisheries which are in need of management pursuant to Fishery Management
Plans (FMP). The South Atlantic Fishery Managemens Council (SAFMC),
which has jurisdiction over fisheries in the Gray's Reef area, is
currently considering several FMPs. (The reader is directed to Section
IV F: The Legal Status Quo, for a detailed summary of the SAFMC's
Draft FMP for Snapper-Grouper Resources--Phase 1: Description of the
Fishery, and the three FMPs prepared jointly with the Gulf of Mexico
Fishery Management Council (GMFMC)--Draft EIS and FMP for Spiny
Lobster, Draft EIS and FMP for Coral and Coral Reef Resources, and
Draft EIS and FMP for Coastal Pelagic Migratory Resources (Mackerel).) _
These FMPs will provide for some protection of selected fishery resources
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at Gray's Reef but will not likely focus on the site specific ecosystem
management. FMPs do not necessarily consider elements of the ecosystem
which are not harvested, nor do they address the entire range of threats
to which an ecosystem such as Gray's Reef may be subject. None of

the FMPs is final. Projected time schedules are uncertain, and in the
case of the Snapper Grouper FMP, proposed management measures have

not yet been distributed for public review. Thus, the management
protections offered by the FCMA for Gray's Reef are at best uncertain.
Nor does the FCMA assure the site-specific research, monitoring and
education elements that long term preservation of the area requires.
That a marine sanctuary would provide a useful complement to the FMP
process is a view apparently shared by the SAFMC, which has endorsed
the Gray's Reef proposal.

In conclusion, available information indicates that perpetuation of
the status quo will not adequately protect the Gray's Reef live bottom
from present or future impacts on the physical, biological, and ecological
environment nor enhance scientific, educational, recreational and aesthetic
values of the ecosystem. The marine sanctuary program proposes to provide
a comprehensive mechanism through long-term management to protect the
live bottom ecosystem and to respond in a timely fashion to marine conser-
vation issues and to the interests of affected user groups as those ]
issues arise. :

C. The Proposed Action Alternative: The Gray's Reef Marine Sanctuary

1. Gray's Reef Marine Sanctuary Management Plan’

In Section II: The Purpose and Need for Action, NOAA identified the
issues prompting the proposed action. In order to address effectively
these issues and to evaluate the range of boundary and regulatory options
considered, a set of management goals and objectives has been formulated.
The first step in the management of a marine sanctuary is the preparation
of a formal Management Plan (MP). The final goals and objectives for
Gray's Reef will be formulated at the time the MP is prepared and will
form the heart of the Plans They will provide a framework for conserving
resources and integrating sound public uses into the broader national
marine sanctuary program purposes. Objectives for each goal will
represent short term quantified steps towards achieving the long term
unquantifiable goals. Objectives for Gray's Reef will be similar to
the types of activities listed in this section. Goals and tentative
objectives are discussed pursuant to issues fdentified below:

Issue: The Gray's Reef 1ive bottom resources are vulnerable
to environmental perturbation.

Goal: To maintain and protect physical, biological, ecological
and aesthetic resources of the live bottom ecosystem in their natural

state.
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at Gray's Reef but will not 1likely focus on the site specific ecosystem
management. FMPs do not necessarily consider elements of the ecosystem
which are not harvested, nor do they address the entire range of threats
to which an ecosystem such as Gray's Reef may be subject. None of

the FMPs is final. Projected time schedules are uncertain, and in the
case of the Snapper Grouper FMP, proposed management measures have

not yet been distributed for public review. Thus, the management
protections offered by the FCMA for Gray's Reef are at best uncertain.
Nor does the FCMA assure the site-specific research, monitoring and
education elements that long term preservation of the area requires.
That a marine sanctuary would provide a useful complement to the FMP
process is a view apparently shared by the SAFMC, which has endorsed
the Gray's Reef proposal.

In conclusion, available information indicates that perpetuation of
the status quo will not adequately protect the Gray's Reef 1ive bottom
from present or future impacts on the physical, biological, and ecological
environment nor enhance scientific, educational, recreational and aesthetic
values of the ecosystem. The marine sanctuary program proposes to provide
a comprehensive mechanism through long-term management to protect the
live bottom ecosystem and to respond in a timely fashion to marine conser-
vation issues and to the interests of affected user groups as those ;
{ssues arise.

C. The Proposed Action Alternative: The Gray's Reef Marine Sanctuary

l. Gray's Reef Marine Sénctuary Management Plan

In Section II: The Purpose and Need for Action, NOAA identified the
issues prompting the proposed action. In order to address effectively
these issues and to evaluate the range of boundary and regulatory options
considered, a set of management goals and objectives has been formulated.
The first step in the management of a marine sanctuary is the preparation
of a formal Management Plan (MP). The final goals and objectives for
Gray's Reef will be formulated at the time the MP is prepared and will
form the heart of the Plan. They will provide a framework for conserving
resources and fntegrating sound public uses into the broader national
marine sanctuary program purposes. Objectives for each goal will
represent short term quantified steps towards achieving the long term
unquantifiable goals. Objectives for Gray's Reef will be similar to
the types of activities listed in this section. Goals and tentative
objectives are discussed pursuant to issues identified below:

Issue: The Gray's Reef live bottom resources are vulnerable
to environmental perturbation.

Goal: To maintain and protect physical, bio]ogica!, ecological
and aesthetic resources of the 1ive bottom ecosystem in their natural
state.
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Tentative objectives include development of specific activities
and/or mechanisms to maintain water quality; to protect benthic habitats
from damage and destruction (particularly essential geological formations);
and to promote living resource abundance, ecological diversity and
viability (particularly sensitive epibenthic and demersal organisms).

Issue: Very 1imited knowledge exists concerning the ecological
nature and role of live bottom ecosystems in general, and the Gray's Reef
system in particuiar.

Goal: To promote scientific understanding of the ecological
nature and role of the Gray's Reef live bottom ecosystem and the func-
tional relationships of live bottom areas throughout the South Atlantic,
to one another and to marine and coastal ecosystems of the region.

Tentative objectives include activities to encourage and coop-
erate with interested parties in research and marine science education,
such as through the establishment of a scientific advisory committee;
to facilitate qualitative and quantitative assessment of live bottom
resources; to obtain a better understanding of spatial and temporal )
community dynamics and energy relationships; to apply acquired knowledge
to fishery resource and OCS energy development programs; to make availdble,
on a competitive basis, funds for assessment and monitoring; to
maintain an accessible repository concerning 1ive bottom research; and
to encourage scientific data exchange.

[ssue: The ease of accessibility of nearshore areas, the
increasing emphasis in the South Atlantic for resource development

and the present and future fuel energy limitations make productive

inshore areas Such as Gray's Reef vuinerab1e t0 1ncreasing muitipie

use and possible misuse in the future without a mechanism for protectin
. "the natural resources and for managing environmentally com atig|e

EUE [ic_uses.

Goal: To promote public appreciation and wise use of regionally
significant live bottom resources.

Tentative objectives would be to design programs to educate the
public concerning the nature and importance of live bottom ecosystems;
to promote creative activities and practices which are compatible with
resource conservation and management; and to establish and maintain a
sanctuary information center.

A general purpose of the marine sanctuary program is to pro-
vide a focus on comprehensive management of special marine areas with
unique conservation, recreational, ecological or aesthetic values.



24

Marine sanctuarfes are managed in a way that preserves the particular
natural resources which provided the basis for creation of the sanc-
tuary and also allows envirommentally compatible public use. Because
the marine sanctuary is considered an integrated holistic system,

the Management Plan will be structured in a way that conveys the inter-
relationships among areas of management concern and proposed actions.
Descriptive components of the MP are as follows:

a. Introduction/Summary

The first section will provide the minimal information neces-
sary to orient the reader to the area covered by the Plan, including a

management issues. The introduction will also introduce the reader to
the national marine sanctuary program, outline site-specific management
goals and objectives for Gray's Reef and define the sanctuary Management
Plan purposes.

b. .Environmental Setting

This section Qill focus on the resource features of the sanc-
tuary and will include a description of or reference to the following:

« Sanctuary resources, including geclogical, biological, cultural
and historic features;

« Existing human activities, impacts and any relevant socioeconomic
features;

. Existing regulatory authority;

« Regional socioeconomic trends of significance, including fish-
eries development, 0CS energy development, coastal issues,
etc. H .

. Information status, including reéearch needs, data gaps,
programmatic coordination, etc.; and

+ Maps, illustrations and matrices accompanying the above descrip-
tions. .

¢. Management Plan

The Plan will address the specific areas of management concern,
which are (tentatively): administration, surveillance/enforcement, resources
management and public education and visitor use. It will propose specific
actions and programs to be implemented within a specific timeframe, will
provide the rationale behind them, and will relate them to other activities
in the sanctuary and its vicinity. The Plan will also set forth strategjes
for complying with legislative and executive requirements and for establishing
sanctuary advisory committees.

The standards for each required section of the plan are discussed
below: o
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° Administration

This section will discuss the organization and procedures
for sanctuary administration. NOAA is responsible for the devel opment
and management of marine sanctuaries, pursuant to Title III of the
MPRS Act. In order to provide local expertise and supervision, a
State/Federal cooperative management system is desirable for Gray's
Reef. NOAA is considering entering into a cooperative agreement with
the Georgia Department of Natural Resources (DNR) following implementation
of the MP, whereby ONR would serve as on-site sanctuary manager.
Considering the experience of DNR as the responsible agency for managing
coastal and estuarine resources within the State, and its resultant
familiarity with local user groups and the resources of the proposed
sanctuary, this approach would facilitate efficient and effective -
management (See Appendix C for a description of Georgia DNR).

This section of the MP will outline on-site management
responsibilities. On-site management will assume the lead role in the
day-to-day adminfstration; coordination with the U.S. Coast Guard
surveillance and enforcement activities and maintenance of aids to
navigation; and chair any advisory committee to NOAA concerning, but
not limited to, envirommental assessment, user activities, scientific
research, permit applications, public education and information, and
decisionmaking strategies.

NOAA propcoses to establish a Gray's Reef Marine Sanctuary
Advisory Committee to address the needs, concerns and interests of all
affected parties, including government (Federal, State and local), the .
South Atlantic Fishery Management Council, researchers and educators,
environmental organizations, local divers and fishermen, and other
concerned citizens. The committee could provide timely direct information
which might not otherwise be assimilated. The committee could also
enhance public support and participation in sanctuary affairs. The MP
will outline specific strategies for advisory committee involvement in
sanctuary management.

This section will also address strategies for coordination and
consulation with other authorities responsible for marine resources in
the Gray's Reef area. NOAA has the legal authority to exercise appropriate
control over activities in a marine sanctuary through regulation.
This authority is exercised after consultation with affected Federal
agencies such as the U.S. Department of the Interior (Bureau of Land
Management, U.S. Geological Survey and Fish and Wildlife Service),
U.S. Coast Guard, U.S. Army Corps of Engineers, U.S. Environmental
Protection Agency, Marine Mammal Commission and the Regional Fishery

“Management Councils (See Section IV F: The Legal Status Quo). NOAA

will continue to consult with these parties concerning the Gray's Reef
sanctuary proposal. NOAA and the South Atlantic Fishery Management
Council will continue to observe their Memorandum of Understanding
which provides for the exchange of advice and information on management
of marine resources under their respective jurisdictions. NOAA will
consider similiar arrangements with other agencies to complement the
more traditional modes of agency interaction (e.g., commenting on
permit applications and environmental impact statements).
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The preferred regulation alternative for several activities
contemplates a permit process. Also included in this section will be
@ description of the process for reviewing and evaluating requests for
permits to conduct prohibited activities within the sanctuary. Gen-
erally, permits will be evaluated by NOAA according to the appropriateness
of the proposed activity, study design, and potential environmental impacts.

This section will also describe the general location and facili-
ties required to implement on-site management strategies. A general blue-
print will be prepared to show location of existing and proposed facilities.
The strategy for phasing on-site development will depend upon implementation
of administrative, surveillance/enforcement, resource management and public
education/visitor use proposals. This section will also indicate staffing,
equipment, maintenance, technical assistance and other requirements for
operations associated with on-site facilities.

i
.

Surveillance/Enforcement .

Surveillance and enforcement are an integral part of the management
and protection of the proposed marine sanctuary, a key to effective manage-
ment of the resources. The U.S. Coast Guard is responsible for law
enforcement, safety of life and property at sea, aids to navigation, and
search and rescue as described in Section IV. These responsibilities
directly apply to the proposed marine sanctuary since it fs located in
international (high seas) waters. It {s suggested that NOAA develop a
Memorandum of Understanding with the Coast Guard setting forth the specific
responsibilities and reimbursement for costs for each party for management
of the marine sanctuaries program. This section of the Plan will describe
the surveillance and enforcement system necessary to meet sanctuary
management goals and objectives for Gray's Reef and will indicate how
natural and cultural resources, existing and potential human activities and
environmental constraints will be considered in sanctuary surveillance
and in enforcement of sanctuary regulations.

Resources Management

Research, resource assessment and monitoring are basic to sound
management. At present, detailed quantitative and qualitative data are
lacking on various aspects of the physical, chemical, biological, and
ecological environments at the Gray's Reef live bottom. This section
of the Plan will establish the management emphasis for the sanctuary's
resources. It will evaluate a range of strategies for managing particular
habitat areas, resources and processes, for determining principal research
needs and for designing resource surveys and monitoring programs. In
several cases, monitoring of the status quo is a preferred alternative.

A sound data base and a responsive monftoring system are therefore essential
.management tools. Where appropriate, based on existing knowledge of the
resources, their significance and their carrying capacity and extent of
public uses, this section should recommend specific management activities

to be initiated immediately following implementation of the MP. Discussions
of the rationale, timephasing and estimated cost for each activity will

be included. '
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Emphasis will be given to gathering sufficient information to
assess the camposition of the live bottom environment and to evaluate
management strategies. Therefore, this section will also include
provisions for periodic refinement of management plans to fulfill future
resources, research and monitoring needs and for the evaluation of manage-
ment efficiency and effectiveness.

Management strategies for 1nvestigat1ng cultural or historic re-
sources within the sanctuary will also be specified in the section and
will provide guidance necessary for preserving and interpreting these
resources.

« Public Services, Education and Information Exchange

NOAA will promote recreation in the sanctuary compatible with resqurce
conservation and wise management and will facilitate education programs and
information exchange in order to promote public understanding and apprectation
of the live bottom ecosystem. This section of the Plan establishes the
management emphasis for recreation and public education. It will pro-
vide a range of management strategies for interpreting the sanctuary's
resources to the public, for providing information, orientation and other:
public services, and for accommodating recreational and interpretive :
activities. It will describe, or make reference to, current public uses :
of the sanctuary area and will indicate any activities which will be )
expanded, restricted or phased out, as well as new activities to be
provided, pursuant to sanctuary designation. It will define interpre-
tive themes of the sanctuary and will indicate attributes of anticipated
visitor experience. Also of importance will be references to seasonality
of sanctuary use (day-to-day activities, long-term programs and benchmark
events), general nature of facilities or vessels to be used in interpretive
programs, a discussion of rationale, timephasing and estimated costs of
proposed activities, and other considerations, as appropriate.

2. Boundary Alternatives

Selection and evaluation of alternative boundaries for the
proposed sanctuary is based upon estimates of the areal extent of live
bottom habitat, the ecological nature of live bottom resources, the
current and anticipated activities in the area and the logistics of
enforcement and management. Figure I[II-1 is a site location map and
Figure [1I-2 i{s a special study map plotted by NOAA's National Ocean
Survey (NOS, 1980) showing alternative boundaries, hydrographic contours
and the approximate limits of the 1ive bottom area based on preliminary
survey data (Hunt, 1974). (It should be noted that the projection of
Hunt's study map within the alternative boundaries represents a best
fit. Hunt's study was plotted on a linear projection and NOS charts are
plotted on transverse mercator projections; the differences in projections
make it difficult to obtain an accurate fit. Furthermore, the very
accurate navigation systems and precision side scan sonar in common use
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today were not available for Hunt's study.) Hunt's (1974) detailed
map, showing live bottom ridge and trough “growth patterns," appears
as Figure IV-3 in Section IV: Description of the Affected Environment.

Boundary Alternative 1 proposes a 43.8 sq km (12.81 sq nmi)
Gray's Reef Marine Sanctuary. It represents the live bottom area
identified as Gray's Reef by Hunt (1974) and proposed as a marine 4
sanctuary by the Georgia Department of Natural Resources (Georgfa ONR,
1978). Preliminary surveys (Hunt, 1974) indicate that the live bottom
consists of northwest to southeast trending limestone rock ridges .
surrounded by wide expanses of a shallow-buried hardlayer and sedimentary
(soft bottom) regime. Hunt (1974) suggested that a majority of the
live bottom core and associated biological assemblages are contained
within a rectangular area: starting with coordinate value

31° 22' N commencing to coordinate 31° 25' N thence to coordinate

80° 55' W 80° 55' W

31° 25' N thence to coordinate 31° 22' N thence back to the point of
80° S0' W ~ 80° 50' W

origin.

Most human activities associated with the 1ive bottom ecosystem.- -
(e.g., fishing, SCUBA diving, research, and educational demonstrations)
take place within this boundary. The proposed boundary area encompasses
an effective unit for management and enforcement purposes.

Discussions with persons. knowledgeable about Gray's Reef and
delineation of Boundary Alternative 1 by NOS on a special study chart,
however, suggest that a significant portion of the live bottom core area
1{es beyond the boundary projection described above. Although the survey -
data are preliminary, it 1s apparent that adoption of this boundary .
alternative could leave a sizeable area of live bottom and associated
marine resources unprotected and could Tead to confusion among user
groups concerning which 1ive bottom areas were fncluded in the sanctuary
and which were not.

Boundary Alternative 2 proposes a 57 sq km (16.68 sq nmi) Gray's
Reef Marine Sanctuary. 1This boundary includes the 43.8 sq km area (12.8
sq nmi) identified above (Hunt, 1974; Georgia DMR, 1978) plus a 0.46
km (0.25 nmi) extension in all directions to yield a total sanctuary

area of 57 km (16.68 sq nmi). The proposed area {s contained within a
rectangle starting at coordinate 31° 25' 45°N commencing to coordinate

80 55 17 W =
31° 21' 15°N thence to coordinate 31° 25' 15"N thence to coordinate -
80 55 17 W .80 49 42 W

value 31° 21' 45"N thence back to the point of origin.
8 49 42

Most of the live bottom known as Gray's Reef and all associated
human activitfes are contained within this boundary. Adoption of this
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boundary alternative would provide an increased level of resource
pratection for all presently known live bottom habitat areas and living
marine resources and would eliminate confusion among user groups by
including all contiguous resource areas in the sanctuary. The increase
in proposed sanctuary area over that provided under Boundary Alternative
1 would not impede management or enforcement capabilities.

Boundary Alternative 3 propeoses a 72 sq km (21.07 sq nmi) Gray's
Reef Marine Sanctuary. 1he boundary includes the previously estimated
1ive bottom core area of 43.8 sq km (12.8 sq nmi) (Hunt, 1974, Georgia
DNR, 1978) plus a 0.93 km (0.5 nmi) extension in all directions for a
total area coverage of 72 sq km (21.07 sq nmi). The proposed area is

contained within a rectangle starting at coordinate value 31° 21' 30"N
80 55 35 W

commencing to coordinate 31° 25' 30"N thence to coordinate 31° 25' 30"N
80 55 35W 80 49 25 W

thence to coordinate 31° 21' 30" N thence back to the point of origin.
80 49 25 W

Boundary Alternative 3 would encompass all presently known live iE

bottom. Any subsequent live bottom discoveries within the immediate

vicinity would likely be contained within the boundary. The increase in °
boundary size, however, would increase significantly the percentage of
sand bottom areas within the sanctuary relative to hardground and

would raise the costs of enforcement without commensurate benefit to

the resource objectives of the sanctuary.

3. Regulatory Alternatives

A review of existing and potential uses concerning the Gray's
Reef area indicates that certain activities may require controls and/or
monitoring in order to fulfill the management goals and objectives
presented earlier: seabed alteratfon and construction; ocean dumping
or discharge; vessel anchorage; bottom-trawling or dredging; wire trap
fishing; spearfishing and other fishing activities; marine specimen
collecting; and tampering with, removal of or damage to historic and
cultural resources. Alternative regulations for these activities are
analyzed and their potential envirommental, social and economic
consequences are discussed briefly here and in depth in Section V:
Environmental Consequences.

The proposed regulations would apply throughout all three boundary
alternatives. In most cases, the range of regulatory alternatives consi-
dered include: (1)rely on the status quo to control the activity within
the marine sanctuary area without additional present or future sanctuary
regulations; (2) 1ist the activity in the Designation document but propose
no current regulations and monitor the status quo with the option of
proposing regulations for public consideration if subsequent environmental,
social, and economic assessments warrant such action; (3) selectively
requlate the activity through issuance of permits on a case-by-case basis
for research and educational purposes; and (4) prohibit the activity

within the marine sanctuary area.
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The status quo alternative for certain fishing activities (e.q.,
bottom trawling and specimen dredging, wire trap fishing, spearfishing
and other fishing activities) would rely upon the South Atlantic Fishery
Management Council {SAFMC) to issue regulations in the future pursuant
to implementation of final Fishery Management Plans (FMPs). These activ-
ities are currently unregulated. As described earlier, FMPs which wauld
be applicable to Gray's Reef fishery resources are in draft phases, and
proposed regulations concerning these activities either: (1) are in
~ draft and subject to modification by the SAFMC (and GMFMC) in response
to public comment; (2) have not been distributed for public review; or
(3) do not address the specific issues at Gray's Reef. Therefore, the
nature and impact of regulations  promulgated by the SAFMC pursuant to
FMPs is uncertain at this time.

The Preferred Alternative concerning certain activities proposes
controls through permits and monitoring. NOAA outlines general permit
criteria in its proposed regulations (see Appendix A) and will develop
more specific permit criteria and monitoring strategies pursuant to
the proposed Gray's Reef Marine Sanctuary Management Plan following
sanctuary designation. Applications for permits would be evaluated by
NOAA, with particular attention given to the purpose and need of the
proposed project, project design {(e.g., site location, duration of
study, materials and methods) and probable impacts on the 1ive bottom,
i{ncluding any irreversible and irretrievable commitment of resources.
Permits for research, education, and resource assessment projects
would be issued by NOAA to appropriate investigators or institutions.
Permit holders would be required to maintain activity logs, submit
annual reports and cooperate with the sanctuary management.

The following is a discussfon of regulatory alternatives considered,
1isted by activity. Preferred alternatives have been determined among
them and are listed separately later in this section (see Section III E:
The Preferred Alternative).

SEABED ALTERATION AND CONSTRUCTION

Alternative 1 -- Status Quo: Rely upon existing authority to
control activities involving alteration of and construction on the seabed
within the sanctuary, including, but not [imited to, dredqing, driliing,
filling and placement of any structure '

Under this alternative, NOAA would set no further restrictions on
activities involving alteration of or construction on the seabed in the
sanctuary area beyond the controls imposed by the Army Corps of Engineers,
the U.S. Coast Guard and the U.S. Department of the Interfor (Bureau of
Land Management (BLM) and U.S. Geological Survey (USGS) as described in
Section IV F: The Legal Status Quo and Appendix B. Certain activities
in this category are currently controlled under the Outer Continental
Shelf Lands Act in areas subject to oil and gas leasing. For example,
BLM Stipulation No. 1--Biological Resources--calls for the identification
of live bottom areas within one mile of proposed hydrocarbon exploration,
developement and transport by pipeline and the implementation of
mitigating measures on a case-by-case basis to protect the Tive bottom
(see Appendix B). However, this lease stipulation was developed for
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application to leases issued pursuant to OCS 0fl and Gas Lease Sale
No. 43 only. Although it has been proposed for Lease Sale No. 56,
it is not necessarily a general stipulation that will be

applied to all future leases in the South Atlantic OCS area.

Impacts: Adoption of this alternative would provide only minimal
protection for the live bottom. It would leave certain activities
unregulated, such as placement of research equipment and dredging

hard and soft substrates (other than for mineral extraction). With
regard to OCS ofl and gas development activities, protection

of 1ive bottom resources would depend upon specifijc mitigating measures
implemented pursuant to lease stipulations. Adverse conditions could
lead to temporary or permanent destruction of essential habitat areas
and concurrent disturbance of 1iving marine resources.

Alternative 2 -~ Allow by permit activities involving alteration
of and construction on the seabed within the sanctuary '

Under this alternative, certain seabed alteration and construction
projects would be allowed on a case-by-case basis, by permit, if the
proposaed activity did not pose a substantial risk of harm to the live
bottom resources, was consistent with sanctuary goals and objectives and:
met other permit criteria. Activities in this category could include -:
fnstallation of research equipment, marking dive trails and placing
and maintaining navigational aids. '

Impacts: A permit process would give immediate added protection
to 1ive bottom resources at Gray's Reef by conditiontng seabed alteratton/
constructfon activities to modify or exclude those which pose a substantial
risk of harm to the physical, biological and ecological environment

within the sanctuary. Adoption of this regulation would have a positive
impact on the habitat areas and on the 1iving marine resources and would
benefit scientific and educational understanding of the live bottom
ecosystem. There may be an impact on persons applying for a permit in
tems of opportunity costs; i.e., time and energy needed to complete
required applicatfons, activity logs and annual reports. Otherwise,
because major praojects which could not be redesigned are not foreseen,

no social or economic hardships are expected.

Alternative 3 -- Prohibit all activities involving alteration of
or construction‘on the seabed within the sanctuary

Under this alternative, no person would be allowed to dredge,
drill or otherwise alter the seabed 1n any way. This alternativ